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INTRODUCTION 


The Social Planning and Research Council of Hamilton 
& District (SPRC) is pleased to have the opportunity to address 
this Commission on the issue of de-institutionalization, 
particularly as it relates to Hamilton-Wentworth, Our Council 
has been involved in particular issues related to de-institu- 
tionalization and its impact on our community for at least the 
last four years, Today, I would like to address my remarks to 
four key issues: 


1. the policy and rationale of de-institutionalization; 
Re zoning of residential facilities; 
3. licensing of residential facilities; 


4. the continuum of residential alternatives available 
in our community. 


Further, the focus of this brief is clearly that of 
what is happening to people in our community as a result of the 
impact of de-institutionalization, The approach, therefore, is 
from the perspective of the commumity and the "client" in that 


community. 


Digitized by the Internet Archive 
in 2023 with funding from 
Hamilton Public Library 


https://archive.org/details/brieftopubliccomO00unse 


THE POLICY AND RATIONALE OF DE-INSTITUTIONALI ZATION 


De-institutionalization has been a firm component of government 
policy for some time, but through our work at the SPRC, we have concluded 
that this policy has been implemented with singular lack of reference to 
any well articulated overall plan or base policy document. Instead, the 
policy of de-institutionalization has, more often than not, been brought 
into the sphere of public debate through questions in the Legislative 
Assembly, through Ministry decisions and actions, and, too often, through 
community reaction to after-—the-fact consequences of de-institutionaliza- 
tion, It has rarely been advanced as a coherent set of well-planned 
strategies, and many of the problems and issues you will discuss today 


reflect this apparent lack of planning. 


The case of psychiatric facilities is illustrative of this 
point. During the 1960's and continuing through to today, the in-patient 
population of psychiatric facilities in Ontario dropped dramatically. 
Psychiatric beds in Ontario have been reduced almost 75% from 16,000 to 
4,600 between 1963 and 1978, Available beds at the Hamilton Psychiatric 
Hospital dropped from 1,730 in 1960 to 525 in 1977 (Mental Health/ 
Hamilton, Coping in the Community). Furthermore, as bed capacities have 
dwindled, there has been a parallel growth in short~term admissions/ 
discharges, meaning that a much higher rate of patients who might once 
have been institutionalized, are now being discharged into the community. 
And it is at this juncture that the clear lack of planning becomes 


particularly apparent. 


Discharge does not necessarily mean a patient is fully capable 
of independent living, and, in many cases, precisely the opposite holds 
true. Many discharged patients are, in fact, still "special needs" 
clients, requiring supportive services in the community. However, the 
funding and co-ordination of commmity—based facilities and services 
which might normally have been expected as institutional beds declined 


have not been forthcoming. In fact, 
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At the moment, the funding of commmnity-—based 
residential alternatives to institutional care 
for the mentally ill appears to be a low 
priority. 


(Metropolitan Toronto Social Services and 
Housing Sub-Committee on Boarding Homes and 


Lodging Houses! Final Report: Adult 
Residential Facilities, p.13) 


In other words, as commmities are being asked to absorb an 
increasing number of "special needs" people, the funding, co-ordination, 
guidance and leadership to permit and assist them to respond humanly is 
not there, The Provincial Government, through whose policy of de- 
institutionalization such "special needs" persons are being discharged, 
has, in effect, not responded to this need for funding, co-ordination, 


guidance and leadership which is a direct consequence of its own policy. 


The Social Planning and Research Council does, indeed, support 
the concept of de-institutionalization, We believe the potential for 
more personal, less institutional and community-centred care makes sense 
both from the perspective of the client and from the perspective of 
developing humane, caring commmities. However, unless this process is 
properly funded and co-ordinated, communities lack, and will continue to 
lack, the resources, guidelines, standards and, in some cases, the 
authority to institute humane and caring responses to de-institutional- 
ization, Only the Provincial Government has the necessary resources to 
plan for de-institutionalization, and we, as a Council, not only have 
but will continue to ask the Provincial Government to assume its 


responsibility for leadership in this area, 


Along with other social planning councils and the Ontario 
Welfare Council, we requested, through a series of recommendations 
contained in a brief to the Ontario Cabinet earlier this year, that the 


Provincial Government assume this leadership. We asked the Government 
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to develop the necessary data base for rationale planning, that it ensure 
fair and equal access to community-based facilities across Ontario, that 
it ensure appropriate discharge planning in institutions, that it demon- 
strate leadership through certain legislative mechanisms, and, finally, 
that it ensure municipalities not restrictively zone. And, in fact, we, 
along with other Social Planning Councils, have sponsored a series of 
community consultations dealing with these same issues. We see this 
initiative from 0.P.S.E.U. as one in an increasingly impressive series 

of events which, cumulatively, cannot fail to impress upon the Govern- 


ment the critical need for action on its part. 


The remainder of this brief will explore three issues (zoning, 
licensing, and the continuum of residential alternatives) which demon- 
strate the problems inherent in the Provincial Government's abdication 


of responsibility. 


ZONING 


Clearly, with communities - rather than institutions - housing 
increasing numbers of "special needs" persons, housing alternatives and 
the accessibility to community-based facilities becomes a critical issue. 
However, as things currently stand, municipalities can virtually chose 


to “opt out" of providing housing alternatives. 


Current statutes allow municipalities to zone for residential 
facilities, but, as currently constituted, there is no compulsion for 
municipalities to zone. As a result, municipalities can zone permis-— 
sively, restrictively, or not at all. The result, particularly in light 
of the heightened need for residential facilities occasioned by de- 
institutionalization, is variable access to residential facilities from 
community to community, depending on how individual commmities have 


decided to zone (or not to zone). 
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The Provincial position was demonstrated by the Honourable Mrs, 
Margaret Birch, Minister for Social Development, when she spoke in the 
Legislative Assembly of Ontario on October 18, 1979, affirming an exist- 
ing policy of encouraging municipalities to allow group homes (residen- 


tial facilities) in all residential areas: 


We cannot agree with the suggestion that we 
introduce legislation to amend the Planning 
Act so that commmities will be forced into 
accepting group homes. It is not our desire 
to mandate in this way. The philosophy and 
the intent of this government is to achieve 
our objective through co-operation with 
municipalities. 


I might say, though, that I am disappointed 
when municipalities do not accept what I 
perceive to be their responsibility to their 
fellow citizens who particularly need care 
in a home-like setting of a group home. 


To date, municipal response to a policy of encouragement has 


been variable, 


The municipalities composing Hamilton-Wentworth effectively 
demonstrate this uneven response to the Provincial Government's stated 
preference with regard to zoning. Hamilton has developed a permissive 
zoning by-law applying to "residential care facilities" which permits 
facilities in all residential areas, Dundas has restricted "group homes" 
to a single residential zone, Stoney Creek and Glanbrook have by-laws 
which are not necessarily specific in their reference to residential 
facilities, but under which facilities might be zoned, and Flamborough 
and Ancaster have no specific zoning regulations to date. This uneven- 
ness is reflected across Ontario, and means unequal access across the 


Province, 
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We believe this situation stands in contra-distinction to a 
rationale plan for de-institutionalization for, by letting municipal- 
ities "opt out", accessibility is clearly not fair and equitable, 
either across the Province, or even within this particular Regional 
Municipality. The SPRC acknowledges that community acceptance of group 
homes and other residential facilities may be a contentious issue, but 


remains convinced thats: 


eee-commnities should take responsibility 
for their own needs and services as this 
promotes a greater sense of community and 
adds To.the. quality of Jifed .Tfsdce.. 
communities are permitted to exclude those 
in need, an atmosphere of non-caring and 
apathy is fostered and the total community 
suffers, 


(Social Planning and Research Council of 
Hamilton & District's "Response on Behalf 
of Group Homes to Alderman Brian Hinkley's 


Report on Lodging Homes, Half—Way Houses 
and Nursing Homes", 1977) 


De~institutionalization must be predicated on fair and equit- 
able access to community-based facilities everywhere. To ensure this, 
the Social Planning and Research Council of Hamilton & District believes 
that the Provincial Government should move to ensure that mmicipalities 


do not restrictively zone. 


LICENSING 


The issue of licensing displays the same characteristics of 
variability from mmicipality to mmicipality as does zoning. Given 
that "special needs" persons may be housed in community-based facilities 
in our commmities, the conditions in which such persons live is of 


critical importance, 
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Some commmity-based facilities are licensed by the Province 

(for example, Homes for Special Care). But a large number, such as 
lodging homes, transition homes, rest and retirement homes, half-way 
houses, et_cetera, are currently eligible to be licensed only at the 
municipal level. Once again, however, there is no statutory compulsion 
for municipalities to license such facilities, Where, in fact, licens- 
ing does not occur, there is no guarantee that minimum fire and safety 
guidelines are met, meaning that residents of such facilities may be 


at risk, 


Only two area municipalities in Hamilton-Wentworth (Hamilton, 
Glanbrook) license such facilities in any way: Hamilton in two ways, 
Glanbrook in one, Hamilton, in fact, not only has an ordinary licens- 
ing by-law, but also has recently introduced a new licensing by-law 


referred to here as a Second Level Licensing By-law. 


Hamilton's Second Level Licensing By-law requires that 
facilities housing persons requiring assistance with the activities of 
daily living provide 24-hour supervision, This By-law represents a 
progressive recognition of the fact that facilities such as lodging, 
boarding and rest homes, hostels, et cetera, are, in fact, housing those 
"special needs" clients who are living in our commmity, in many cases 
as a result of de-institutionalization, A similar licensing by-law has 
been adopted by Glanbrook, although Glanbrook does not have an ordinary 


licensing by-law. 


This tremendous unevenness once again reflects a decision by 
the Provincial Government that the minicipal decision to license should 


be discretionary. 


In municipalities which have not taken the initiative to 
license facilities, these facilities do not have to meet requirements 


as to fire safety, health standards, overcrowding, et cetera. 
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While fire departments et cetera still have the right to inspect such 
facilities, when not licensed, there is no guarantee that facilities 
will be identified and their existence brought to the attention of the 
appropriate authorities. 


The Social Planning and Research Council is greatly concerned 
that residents of unlicensed facilities, some already with "special 
needs", are, in fact, even further at risk. Not only should de- 
institutionalization be based on fair and equitable accessibility to 
community-based facilities, but where there are residents in such 
facilities, the protection provided by licensing must be forthcoming. 
For this reason, we believe that the Provincial Government should under- 
take to draft comprehensive legislation with respect to the licensing 
of adult residential facilities and, further, in recognition of the costs 
incurred by municipalities, particularly in regard to enforcement of by- 
laws, that such legislation be accompanied by the provision of adequate 
resources to municipalities. We are not suggesting that the Province 
license, but, rather, that it assume leadership by moving to guarantee 
that municipalities license, by suggesting the standards for such 
licensing, and by providing the necessary resources to mmicipalities so 


that this can be accomplished. 


THE CONTINUUM OF RESIDENTIAL AND PROGRAMME ALTERNATIVES 


Although permissive zoning and licensing, with the appropriate 
resourcing from the Provincial Government, can go some way to beginning 
to rationalize the process of de-institutionalization, permissive 
zoning and licensing can go little further than assisting fair and 
equitable access to community-based facilities and physical, fire, 
safety, and some supervision standards for facilities. The whole set of 
questions around "special needs" is left unanswered: programming, 
provision and co-ordination of community services, staff training, et 


cetera. 
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The SPRC has had a particularly strong interest in this set of 


issues over the last year through its Task Force on Lodging Homes. 


The primary focus of the Task Force was the quality of care 
arrangements in contract lodging homes in Hamilton. Contract homes 
operate as hostels under the General Welfare Act, and currently receive 
a $14.00 per diem from Regional Social Services for housing and super- 
vising qualifying residents, many of whom, indeed, do have "special 
needs", In fact, in a 1979 survey of contract homes, the SPRC found 
that 54.9% of residents in contract lodging homes were psychiatric 
patients, and about 30% were elderly persons (not all were subsidized by 
Regional Social Services), Our report on this survey of contract homes 
concluded by noting that contract homes tend to serve the poor compon- 


ents of the psychiatric and elderly. 


The Task Force found, over the course of its deliberations, 
that the lodging home, in fact, is an important actor in the continuum 
of residential care alternatives available in our community. However, 
the Task Force suggested major problems in the current use of and care 
in lodging homes which prevent lodging homes from reaching their 
potential with reference to particular types of residents. Among the 


problems cited by the Task Force were: 


1. Staffing: a) staff to resident ratios 


b) lack of training for operators 


2. Programming: a) lack of standardized and/or planned program- 


ming, due to a complex of factors including: 


i) low staff/client ratios, 


ii) poor links between homes and 
discharging agencies, 


iii) clients not encouraged to "grow" 
because operators lose clients, 
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iv) operators/staff not trained to 
provide programmes, 


v) poor matching of resident populations, 


vi) poorly planned and funded community 
services to meet programming needs, 


vii) service network may be too dependent 
on operators to define client needs, 


viii) failure herefore to define whose 
responsibility programming is or 
should be, 


In sum, then, the Task Force's concern was that lodging homes, 
as an important residential alternative in our community housing 
"special needs" residents, were providing care that could best be styled 
custodial when, in fact, many "special needs" clients could benefit from 
programmes and a "rehabilitative" component. The mechanisms for provid- 
ing such programmes including funding, co-ordination of services 5 
discharge planning, training and programme development have, however, not 
been developed to meet these needs. In their absence, discharged 
patients who might benefit from programmes are receiving only custodial 
care and, in some cases, are falling victims to the "revolving door 


syndrome" with regard to institutional care, 


What this indicates is a failure on the part of the Provincial 
Government to plan for the residential alternatives so desperately 


required as institutions close down beds. 


The Task Force responded to this lack by recommending an 
innovative set of strategies for developing programmes in lodging homes. 
At the same time, however, the Task Force recognized that lodging homes 
are only one part of a broader continuum of potential housing/programme 
alternatives. For such a continuum to be developed ultimately requires 
the decisive leadership of the Provincial Government in planning, 


funding and establishing standards. Without this leadership, individual 
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community initiatives, as progressive and effective as they may be, will 
in effect only further contribute to unevenness across Ontario, with 
some communities providing a broader continuum of residential and pro- 


gramme alternatives than others. 


The broad spectrum of agencies represented on our Task Force 
demonstrates clearly that these concerns are shared throughout our 
community. Participants included: Mental Health/Hamilton; Department 
of Psychiatry, McMaster University; Assessment and Placement Service 
of the Hamilton-Wentworth District Health Council; Hamilton Psychiatric 
Hospital; Social Services Department, Hamilton General Hospital; and 
Contract Home Operators. Since the report of the Task Force was pub- 
lished, contact with other agencies has indicated an even broader set 
of shared concerns, In particular, Family Services, a major service 
provider in our community, has expressed to us its concerns over the 
lack of co-ordination of existing support services and over the lack of 
resources to develop the necessary new programmes and services which 
would permit our community to respond effectively to the needs of 


"special needs" persons residing in our community. 


In light of these concerns, it is imperative that the 
Provincial Government immediately undertake the planning necessary to 
enable communities to effectively respond to the impact of de- 


institutionalization., Included in such planning should be: 


i) steps to ensure that Provincial and other institutions 
take responsibility for community placement through 


effective discharge planning; 


ii) steps to ensure effective follow-up and tracking for 


those released from institutional care; 


iii) the drafting of a legislative framework for ensuring 
adequate funding and programming with regard to 
residential facilities in Ontario, as well as delin- 


eation of jurisdictional responsibilities; 
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iv) strategies for ensuring the development and co- 
ordination of commmity-—based programmes essential for 


an appropriate continuum of community-based care; 


v) the establishment of mechanisms which permit a sensi- 
tivity to local needs and conditions in the provision 


of adult residential care services. 


The Provincial Government, to date, has shown considerable 
reluctance to assume these responsibilities. In 1979, the Minister of 


Health, Dennis Timbrell, argued that: 


I think it is quite unreasonable to suggest.... 
that a person has been discharged from « 
psychiatric facility...they should, in effect, 
be kept institutionalized by keeping them on 
some kind of a roster, in effect keeping them 
under supervision... I draw a distinction 
between a person who is in need of continuing 
care ~ and I do not for a moment deny we have 
a responsibility to the homes-—for-special-—care 
program and the approved home program...or 
within the psychiatric facility... But once 
a person is discharged, they are free to come 
and go as you or I, Mr. Speaker. 


Clearly, the dominant assumption underlying Mr. Timbrell's 
remark is that care is a matter of continuing care or independent living, 
with no recognition of the need to provide for residential or programme 
alternatives that fall somewhere between these two extremes, If de- 
institutionalization is to continue as the major policy thrust of the 
Provincial Government, communities across Ontario must continue to press 
for Provincial leadership in planning effectively for the necessary 
services and resources which will make our communities humane and caring 


places in which those with "special needs" can live, 
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CONCLUSIONS 


In conclusion, the Social Planning and Research 
Council of Hamilton & District would like to reiterate its 
strong concern that the Provincial Government adopt a 
leadership role in the necessary planning for a rationale 
process of de-institutionalization, and for action over the 
particular issues of zoning, licensing and the provision of 
community-based residential and programme alternatives to 


institutional care, 
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